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CENTRAL INTELLIGENCE AGENCY

27 October 1966

SURTECT: SNIE 20-1-66: FOREIGN REACTIONS TO CERTAIN US COURSES OF
ACTION REGARDING US FORCES IN EURCPE

NOTE

This SNIE was done at the request of Mr. John J. McCloy, the President's
Special Representative for the current negotiations with the United Kingdem
and the Federal Republic concerning Allied strategy, force levels, and
financial problems. - The terms of reference were provided by him and his
staff. In view of the special cheracter of the paper, the summary con-

clusions usually provided in NIEs were omitted.

THE PROELEM

To estimate foreign reactions to various US courses of action affecting

American forces stationed in Europe. The alternative courses are:
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Case 1: To maintain US ground end alr forces in West Germany at

1
thelr present level—/on the basis of German agreement to

continue to bear at least a substantizl portion of for-

eign exchange costs.

Case 2: To cut 30,000 men from US ground forces by a thinning-out

process, which would eliminate some subordinate unifs but
retain the present number of combat divisions; in addition,
to establish dual basing arrangements for 10 percent of US

aircraft and associated personnel now assigned to Germany,

g so that they would in the future be based part of the time

in the continental US. These measures would reduce US

dollar expenditures abroad by ebout $T74,500,000 annually.

Case 3: To cut 50,000 to 50,000 men from US ground forces, including
withdrawal of one combat division; in addition, to arrange
for dual basing of 20 percent of US air strength. These

measures would reduce US dollar expenditures abroad by

about $151,000,000 annually.

Present US ground forces in West Germeny total about 185,000 men
(authorized strength 223,270 men) including five combat divisions
and three brigades and supporting elements; present US Air Force
strength consists of about 300 aircraft and 25,000-men including
1k squadrons plus supporting elements. The number of US navel
personnel based in West Germany 1is insignificant. '




Case b: To cut 150,000 men Irom US ground forces, including with-
drawal of two to three combat divisicens; in addition, two
arrange for dual besing of L0 percent of US air strength.
These measures would reduce 1S dollar expenditures abroad

by a2bout $338,000,000 arnuzlly.

EXPLANATORY NOTE: FEach of the postulated US reductions of ground
force strength given above would not necessarily be ec-
companied by the specific ckange in air strength with
which it 1s listed. For example, the cut (Case 2, above)
of 30,000 men from the US ground forces could be accompanied
bv dual basing of either 10 percent, 20 percent, or Lo per-
cent of US aircraft and associated personnel. Thus the
specific cases we have chosen are intended to be illustra-
tive of orders of magnitude and are not the only nossible

combinations.

THE ESTIMATE

I. TIMPLICATIONS FOR THE WESTERN ALITANCE AND US RETATIONS WITH
WESTERN EUROPE

General
1. For some time, many West European voices, not confined to France,

have called for their countries to exsrcise a greater influence over the
area's policies, with a concomitant reduction of US predominance. Differ-

ences in power ané interest were bound to give rise to this attitude in




time, but they have received streng stimulus from the spreading conviction
that, despite the USSR's gréat military power, the likelihood of a Soviet
attack against Western Europe has greatly diminished. In 1966 develop-
ments in certain countries reflected a further assertion of an independent
European interest: the formal French withdreswal from NATO, domestic
attacks upon the pro-US policy of the West German Government, and a genu-
ine uneasiness and concern over the growing US ilnvolvement in Vietnﬁﬁ.

The issue of US troop levels in West Germany and the related financial

problems will obviously affect the evolving political climate of Western

Europe.

2. (Case l: The retention of US forces at present strength, under
some financial arrsngement accepted both by the US and other NATO nations
concerned,'would not eliminate the present melaise in the aliiance. A
troubled phase in German-American relations is in prospect even if the US
decides to meintain present force levels in West Germany. Thus, it does
not appear that a wholly amicable settlement of the offset problem is
within reach, given the history of the issue and the likely Germen aiti-
tude. On the other hand, if the tripartite negotiations did result in e
US decision to continue present force levels, relief would be felt by
those who had feared an early and redical change in US policy. Especially

in Germany, there would probably be scme temporary improvement in the cli-

mte of relations.




3. Cases 2, 3, and 4: Any of the three force cuts would raise some

doubts about the firmmess of the US commitment to Europe's sacurity, espe-
cially in the light of earlier pledges that force levels would be maintained.
In Cases 2 and 3, the governments would rgalize that the US still had sub-
stantial military forces in place, certainly enough to cammit it fuliy in
case of Soviet attack. While the withdrawal of a2 divisional unit under

Case 3 would attract considerable notice, we doubt that in the end f;actions
would be significantly different from those under Case 2. Under all;tbe
alternatives, the concern would be far less with the immediate security
implicaticns than with what the move might signify about US intentions

over the long term. Nevertheless, Case L would give rise to instant and
serious alarm in many guarters. Most governments wo;ld see a confirmation
of their fears that US policy has shifted to give priority o Aslas over
Europe. There would be a marked loss of confidence in US leadership within

the alliance, and the Germans would feel in eddition a real concern for

their long-term security.

Impact of Cutbecks on Europeen Military Programs

L. On strictly military grounds, if such consideratiorns could be
separated from the political 1mpllcations, there would be little strong
opposition in NATO to either of the two smaller force reductions. Mbst

NATO governments do not velieve that the military securilty of Western Europe
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depends on large conventional forces physically located there, as their owvm
reluctance to meet NATO commitments shows. The present Vest German Govefn-
ment would argue thet its military security was endangered by even the
smallest cut, but would do so mainly for political reasons. It would fear
that a process oi military disengagement in Central Europe was getting
underway and that this meant tacit acceptance of an indefinitely divided
Germany. West Germeny has, in fact, tended to follow after the rest of
European opinion 1in downérading the likelihood of Soviet attack. In view

of possible changes of political leadership in Benn, however, the views

that the German Government would uphold mst be considered somewhat

uncertain.

5. In the absence of a visibly revived threatﬂfrom the East, we do
not believe that either the smaller INATO countries or Great Britain would
expand their own defense establishments to fill the military gap caused by
the Case 2 or 3 cuts. They would rot see any "gap." Great Britain's eco-
nomic problems will almost certainly leadlit_to reduce its defense estab-
lishment in coming years in any case. Most of the smaller MATO countries
would probably reduce their defense efforts somewhat, and even West Germany
would almost certainly not expand ils forces. BRonn has only reluctantly
supported'the concept of flezxible response which requires large ground

forces, and would prefer a deterrent strategy based on a lower nuclear

threshold.

5. If the US made the Case 4 cut, other NATO countries would probably

consider that they were politically and economically unable to make up the
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entire difference. West Germany and France might attempt to move toward a

common, and perhaps eventually an enlarged, defense effort with other
European nations vho wished to varticipate, but this would depend on the

outcome of highly uncertain political developments in the countries con-

cerned.

Political Impact of Cutbacks

7. Though NATO governments are generally agreed thet the likelihood
of a Soviet attack has’diminished, all members except France want TATO to
continue to serve as a political instrument of Western cooperation. Most
would also like to preserve it as a framework in which to ccmtain the
Germans, concerning whose future conduct there is still aporehension.
Almost all member states would in fact probebly try harder than ever to

keep the US politically involved in Europe.

8. The largest cut (Case 4), coming at a time of visible diserray
in the alliance, would be interpreted in some quarters as a deliberate US
move toward substantial disengagement from European affairs. It would
provoke a wider debate than has yet developed about the future of the

alliance, and bring into question +he entire structure of political and

military concepts upon which it has been based. Some impetus would be

given to the contention that Europe's best course would be to move toward
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a neutral position between the US and the USSR. This in turn could alter
the foreign policy positions and intermal political balances in individual
countries, and in time change the political and militarf power structure
of BEurope. But this would be a long process, aud 1ts outcome would depend
greatly upon subsequent US policies, upon Soviet reactions and attitudes,

and upon domestic political developments which are not now fareseesble.

9. TFrence. General de Gaulle would be strengthened in his effarts
to undermine the US position in Europe, marginally in Cases 2 or 3, and in
a major way if the US carried out the largest reduction. Any US withdrawal
would bring greater receptivity for de Caulle's statements that the US
commitment was unrelizble, and he would encourzge susplciocms that small
cuts -- if such are decided upon -- were cnly a firsi step toward larger
ones. Such tactics would probably not cnly gain some support in other
West European ccuntries for French policies, but would also strengthen
de Gaulle domestically. None of the cuts, however, would of itsel® bring

success to French efforts to destroy HATO as a political instrument of

US-Buropean cooperation.

10. The main thrust of de Gaulle's diplomacy in the aftermath of &
US force reduction would probably be renewed efforts to displace paramount

US influence in Bonn with his own. Pressure would be brought to get the
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Cermans to adopt French views bn_European questions. More comprehensive
offers of Francg-Germen collaboretion might be made, perhaps including
new proposals in the military field. Such a diplomatic carpaign would
probably meet with some success; how much would depend on developments

in internal German politics. De Gaulle would expect to see a new fluidity
developing in Europe‘é powerlcombinations; in these circumstances, he
would probably move cautiously in developing his relations with the USSR,
and he would be particularly alert to eny sign of movement in Soviet-

German relations.

11. West Germeny. The gquestion of US force levels in Europe and the

associazted financial burdens have their greatest impact on Germany, where
they have already helped to sharpen policy conflicts end perscnal rivalries.
The administration of Chancellor Erhard and his Forelgn and Defense Ministers,
Schroeder a2nd von Hassel, which has in the past strongly supported close

ties with the US, has faor various reasons come under heavy attack. A prin-
cipal feature of the current political infighting is a tendency on thé pért
of Erhard's opponents, both within and cutside his party, to accuse him of

having placed too much trust in US willingness to uphold German interests.

12. The opposition Social Democratic Party (SPD) has recently been

engaged in efforts to show grester initiative on East European and all-

German policy issues in ways and at a pace which the Erhard edministration
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does not favor. Although these efforts are not contrary to US policy (the
SPD is fond of relating its activities to the concepts of President Kennedy
and President Johnson), they reflect in fact a growing inclinetion to pursue

Germar interests mnre'independently of US guidance.

13. Much of the German public still retains basic confidence in TS
policy, and probably neither of the two smaller troop cuts would seriously
erode this conflidence. There would, of course, be less of a probleﬁ 1f the
German political leadership defended the US action. In the present polit-
ical infighting, however, most Ge:nah political leaders and opinion mekers

will either be unwilling or unsble to do this.

14. ©Either of the smzller force reductions would strengthen the
arguments of Germen Gaulldsts in the CDU/CSU and would further weaken the
Erhard governmment. Either would also add to existing pressures, both from
Gaullists advocating priority for Franco-German cooperzatior and from the
edvocates of flexdbility toward the East, for a reexamination of West German
attitudes toward the US, France, and NATO integration. KNevertheless,
aespite considerable political cammotion, we believe that the basic course
of present West Cerman policy would survive this event. There would be
some deteriorstion in the climate of Germen-American relations, however,

especially since other factors are independently working in this direction.




15. It seems clear that a major reduction in US forces would convince
many Germans that US support for German imterests and German standing in the
alliance were on the wane, and that this in turn could be a deeply unsettling
factor in German politics. Thne Case L cuts would almost certainly mean
either the end of the Erhard goverunment or such a shift in ifs composition
that it would in effect be a new government. In elther case, broader
representation would almost certainly be afforded to those Germans who
advocate greater independence from American policy guidance and some degree

of increased cooperation with the French.

16. Large force reductions, comirng at a time of confusion and crisis
in internal German politics and of growing unceftainty\about whether the
allies support German interests, would of course stimulate German tend-
encies to consider alternatives to Bonn's presént foreign policies. The
Germans have been moving toward a recognition that their Western partners
are either unwilling or unable to do anything about Germany's national
problem. But they realize, too, that initiatives of their ovn toward the
USSR have no foreseeable prospect of success, except at a price and with
risks they are unwilling to contemplate. A political leadership might
finally appear in Bonn which would attempt a policy of repprochement with
East Germany. If this did not bring movement +oward unification, the West
Germans would have no choice btut to reconcile themselves to their situation

for an indefinite period. Ve cannot foresee what this might do to the




stability of German politics, or to the value of West Germany as an

ally.

17. Great Britain. Basically, Britain sees no alternative at present

to the political status quo in central Europe, and believes it can be
maintained with some reduction of present forces as long as the basic US
guarantee of European security remains firm and believable. The Briftish
Government would accept with equanimity either of the smaller force cuts
and would continue with its own plans to remove part of its forces from
West Germany. Britain's reaction to the Case Lk cuts would probably be

for the most part negative. The predominant feeling would probably be a
concern for the long-term stability of the Continent -and for the viability

of present arrangements for the containment of Germany.

Effectiveness of Various US Explanations

18. Throughout Europe, the impact of US force reductions could perhaps
be marginally softened or considerably exacerbated.by our public handling of
the issue. We doub:t that emphasis on US balance-of -payments problems and US
inability to work out full offset arrangements would receive mich sympathy;
the sums to be saved probably would not scem large enough to provide justi-
fication for the cuts. It would prcbably further complicate US policy toward
HATO for the US to join publicly and officially the common West European

views that the Soviet threst to Europe had diminished. It would not be
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helpful to refer to a troop cut in the context of prcmoting a US policy cf
detente. This explanation would have a particulerly adverse effect in Vest
Germany, where the government argues that force reductions should be made

only in return for specific Soviet concessions on the German question.

19. Another line of argument would be to emphasize that significant
US forces remmined in Europe and that advances in weaponry end logistics
now make it possible for the US to meet its commitment to the defemse of
Furope with fewer forces on hand on the Continent. This line of argument
would not be particularly cogent in Germeny, but it would reassure some

Europeans that the cuts did not represant = fundamental shift in TS polirv.

20. Regardless of how the cuts were explained, ‘hcwever, most FEuropean
governmants and the bulk of sophisticated opinion would conclude that the
real reasons were US balance-of -payments problems and the manpower needs
of the Vietnam war. There would be widespread concern that US preoccupation

with Vietnanm would in time lead to still purther withdrawals, and meny would

feel that a cutback tied to Vietnam was a sign that the _US might be over-

extended in its commitments.

IT. COMMUNIST REACTIONS

21. As nas been implied above, there would be a lerge measure of inter-

action bebween attitudes in Western and Eastern Burope in the wake of 2 changs
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in the US posture. Most West European opinion now proceeds from the as-
sumption that the policy of the USSR and its allies has changed and is
directed toward detente. The implication of this attitude 1s that there
is no longer much reason to fear & renewal of aggressive pressures from
the East. If Soviet beha%ior in +he wake of force cuts should disappoint
these expectations, obviously the reactions attributed to Western Europe
in the foregoing discussion would be quite different. But the attitudes
and behavior of the USSR and its allies would in turn deperd to a great

extent on the movement of opinion and policy in Western Europe.

22. A principel Soviet objective for some years past has been to
obtain from the West an acceptance of the status quo in central Europe,
including the division of Germany. During the prolonged crisis over
Berlin (1958-1962), the Soviets pursued their objective by threat and
pressure. Subsequently, the Soviets used the tactics of "detente" with
the US. Hore recently, their propaganda and diplomacy have stressed the
need Tor o reduction of temsions in central Burope and for all-Eurcpeen
security arrangements which would be built on the existence of two German
states. They presumably calculate that acceptance of this thesis by the
Yest, including the US, would isolate the Federal Republic, introduce
strains into its relations with the gllies, and ultimately set in train

a shift of political forces within the Federal Republic more favorable to

Soviet long-term purposes. The reduction of US military strength in Europe
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would be seen as faﬂg?Zble to these aims and tactics, and probably also as

a sign that IATO's further disintegration was in prospect.

23. e believe that, initially at least, the Soviets would consider
it to their advantage to continue a conciliatory line toward Western Europe,
except of course toward Bonn. They would provably say thet the US had been
"compelled” -- by the pressures of Furopesn opinion and by the strains of
the Vietnam war -- to retreat from its "damination” of the West Eurcpean
states. The Soviets would not wish to do anything to arrest this process;
and they therefore would probably not revert to tactics of pressure and
threast in Germany. They would recognize, moreover, that the drawdown of
US forces did not mean an abandonment of US commitments in BEurope and that
z renewed chellenge there would still provoke & mejor crisis, with a con-

sequent reversal of European attitudes and a renewed buildup of the American

itary presence.

o, The initial Soviet reaction, therefore, would probably be to
adopt a diplomatic and propaganda stance which would encourage West Euro-
pean opinion to believe that no new risks threatened because of the US
moves. Ti would be emphasized that a Europe in which US influence was
diminished and the independence of Eurcpean states was rersserted could
easily arrive at broad and lasting security arrengements. The outline of

such an all-Europeen settlement is contained in the Bucharest Decleration
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adopted by the Warsaw Pact states in July 1966, and this would no doubt be
the centerpiece of the Soviet diplamatic effort. ts main features include
acceptance of existing frontiers, that is, Germeny's frontiers, recognition
of two Cerman states, and thelr permenent exclusion from any sort of access
to nuclear weapons. The declaratlon also advocates an all-European security
conference to adopt these measures and other undertakings which would insure
peace and stability in Europe for +the indefinite future. Probably some such

political line would be the main irmediate response from the East to the new

situation created by a drawdown of US forces.

25. The Soviets would probably also believe that NATO itself was
becoming more vulnerable to diplomatic and propaganda pressure by them.

They would presumebly intensify efforts they have mede in the past to get

Norway and Demmerk to loosen their ties to WATO or even to exchange this

link for entry into a Scendinavian sécurity zone. A special security

arrangement for southeastern Burope might be devised to attract Greece

and Turkey away from MATC. And the Soviets would do what they could to

give more substance to their rapprochement with Frence. They would expect

that any new discords they might be able to foster in the Western Alliance

would help to accelerzte the departure of US power, and bring them nearer

to their ultimate goal of a fragmented Burope in which their own power was

clearly unchallenged.




26. The Soviets would of course consider whether, to promote an
advantageous climate of detente, they should reciprocate U3 force with-
drawals with withdrawzls of thelir own. We believe that they would not
wish to negotiate an sgresment o do thils, mainly for two reasons. It
is their current line to emphasize dealings among Europeans on European
guestions and to minimize dealings with the US. Pernaps more important
at present 1s their policy to avoid any acts which would suggest that they

were facilitating US military reinforcement in Southeast Asia.

27. We do, however, believe the chances are good that the Soviets

would, after they had taken some tim2 to appraise the politicel-military

- " " - : : 2/
effects of the US withdrawals, carry out some withdrawals of their own.-—
They have advenced rropesals for mutual withdrawals in the past, and they
would probably lilke, for & variety of reasoans, to reduce their forces in
East Germany. How deep the cuts might go seems to us beyond prediction. at
present. The extent cf such reductions would be determined mainly by the

USSR's appraisal of the conditicn of HATC and of the political and policy

tendencies developing in Western Burope, in particular in West Germany, and

2/ i2j. Gen. Chestzr L. Jjchnson, Acting Assistant Chief of Staff for Intel-

- ligence, Depzrtment of the Army, belisves that, while 2 possibility of
Soviet withdrawals exists, 2vailable evidence is insufficient to support
a judgment that "the chances are good that the Soviets would . . . carry
out some withdrawals of thsir owm."




whether these could be more adventageously influenced by intimidation

or by inducement.

28. Tz general, the reactions of the USSR's Warsaw Pact allles to the
moves discussed in this estimate would be much the same as those of the
USSR. The idea of a developing detente on terms which the East bas advocated
would be congenial to them. They would welcome the opportunity to develop
their trade with Western Europe, and would hope that military burdens could
be eased. Some of them might want to move faster in developing relations
with West Germany than East Germany, Poland; and the USSR would went. The
USSR might think it had reason to be concerned about the degree of inde-
pendence that would develop in time from the assertion of these interests.
But unless there were fundamental changes in the political and military

structure of Europe, the basic alignment of these courrsries with the USSR

would not be affected.

29. Tke Soviets would be less interested in the rea;ons given for the
US moves than in what the changes meant for power relations in central
Europe and for the possibilily of developing end exploiting 2 political
estrangement between the US and its allies. If the Soviets should judge
these factors to be favorzble, they might eventually depart from the
cautious tactics which we believe would mark their early reactions and

return once again to policies of pressure. Tn the general struggle with
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American power, in which they see +hemselves as inevitably involved, their
aim remains to induce as many Buropean states as possible to take a neutral
position. They have shown in the past that they consider both pressure

and persuasion as suitable tactics to this end, and would presumably employ

both again as their judgment of circumstances might dictate.

30. The Asiar Commmists. Henol and Peking would believe, on the one
hand, that US resources were being strained and that the US had suffered a '
further setback in its efforts to gain Buropesan support for its Asian
policy. On the other hand, they would expect that US power was about to
be concentrated on a still greater scale in the Asian theatéer.. However
they struck the balance, we doubt that their will to persist in pursuit

of their own declared objectives in Southeast Asia would be affected.

TTI. POSSIELE BROADER IMPLICATIONS

31. Interpretations -- and no doubt overinterpretations -- of the
meaning of a US move to change its posture in the vital Furopean theater
would be made by political leaders 21l over the wprld. Many would provably
believe that this development marked 2 welcome further stage in the dis-
mantling of the cold war, at ieast in Furcpe. Some might think it provided

proof that American power and resources were overextended and reverberations




from American domestic debate might help to sustain this view. On the whole,
we do not believe there would be any substantial political costs in other

ereas in consequence of US withdrawels from Europe.

32. Our judgment that no serious problems for US pclicy in other
areas are likely to resﬁlt from troop reductions in Europe applies only
to the relatively near term. The elignment of forces which hes obtained
in Furope for two decades bas been the central feature of the world's
power structure. If, in consequence of US moves and reactions to them,
it came to be believed that this aligrment was changing, verceptions of
what power relations are and where interest and security lie might alter,
both in Europe and elsewhere. We do not suggest that the particular
measures to reduce US forces in Europe which are discussed in this estimate
would predictably have such far-reaching effects. We do, believe, however,
that they might set in motion important changes in power relations and
political alignments, the full scope of which cannot be foreseen. Some
unknown degree of risk -inevitably attaches to deliberate moves to alter

long established political-military relationships.

33. It is also true thet timing is a key factor affecting the con-
sequence of such moves. Initiastives which at one moment and in one set
of circumstances might have entirely tolerable or even advantageous effects,

might at another mement set in motion a train- of whelly adverse repercussions.
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At present, confidence in the wisdom of American volicy has suffered in
many ereas because of Vietnam. In NATO itself there is disarray and
uncertainty owing to the French challenge <©o the foundations of the
allience. Pertly because of the developmezts, Soviet prestige and in-
fluence appear to have gained in comparison with US standing. Altogether,
there seems to us to be considerzble risk that withdrawals from Europe,
especlally if they are large, would at this juncture convey an impression
of American wealness in meny quarters. This would probably not be a

+ing setback to American policy, but again, how others mey react to
a change in their perception of the reletions of power is largely unpre-

dictable.




